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ABSTRACT 


REPORT OF THE MINISTER'S COMMITTEE ON SCHOOL FINANCE 


Summary , Conclusions and Recommendations 


The Committee, over the past several months, has been concerned 
with a study of the sources of revenue for the support of schools and with 
methods of distributing this support equitably among local school juris- 
dictions. Recommendations are being presented on revenue sources. The 
major emphasis, however, is on a financial plan to provide funds for the 
achievement of a provincial educational program. Further, the Committee is 
suggesting avenues for intensive study leading to a better knowledge of 
the actual costs of various programs and indicating, hopefully, guidelines 
to economies in their operation. 

At the outset of its deliberations the Committee developed 
certain principles underlying an adequate financial plan for the support 
of provincial education. These served not only as criteria for the 
evaluation of the current financial plan, i.e. The Alberta Foundation 
Program, but provided, as well, directions for the development of pro- 
posals for change. These are listed here as indicators of the approach 
followed by the committee in achieving the task assigned by the Minister. 

1. A provincial plan for financing education should 

have as one of its major objectives the achievement 
of fiscal equalization. 

2. A financial plan should provide for a diversification 


in revenue sources and a reduction in the dependence 
on property tax as the major revenue source. 
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3. A plan for school support should recognize the importance 
of maximum local autonomy for school boards consistent 
with provincial responsibility for minimum standards 
of program, teacher certification and buildings. 

4, Local school jurisdictions should be free to raise moncy 

for the financing of school programs not provided for 
in a provincial plan of school support. 

5. A provincial financial plan should be designed to 

achieve an educational program which may be defined 
as the province's educational plan. 

6. The province should provide leadership to local juris- 

dictions towards the improvement of the educational 
service. This leadership may take the form of incentive 
grants to be provided in a manner that will not seriously 
disburb the principle of fiscal equality. 

7. Support for expenditures on capital and transportation 

should be provided in the province's financial plan. 

The Committee examined the current provincial design in the 
financing of elementary and secondary schools with particular emphasis on 
the effectiveness of the Foundation Program. The Committee recognizes the 
contribution of this program over the last decade in that it has achieved 
many of its original objectives. 

The major defect in the operation of the province's current 
financial plan resides in the fact that the amount of support borne by 
local levies has increased sharply. This has tended to lessen the degree 
of fiscal equalization achieved during the earlier years of the current 
program and, at the same time, has increased the burden on one particular 
revenue source, the levy on property. 

The Committee proposes a financial plan to provide the Government 
with increased control over the degree of its support for public education 


and at the same time, to grant greater freedom for local jurisdictions to 


establish their own priorities. 
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Accordingly, the Committee makes the following recomrendations 
with respect to revenues for and disbursements from the central fund. This 
flow of funds is designed to support an educational plan, the components 
of which provide a basis for the distribution of support to local juris- 
dictions. 

The Committee distinguishes among revenue sources according to 
the following categories: 


A - Contributions to Fund from the general revenues 
of the Province. 


B - Contributions to the Fund from the 28 mill provincial 
levy on equalized assessment. 


A + B - Amount disbursed from Fund under regulation. 


C - Amount raised through supplementary requisition by local 
authorities. 


A +B+C - Total Educational Expenditure for any particular year. 
I. The Cownittcc recommends that the flow of funds 
through the Provinee's financial plan (A + B) be 
Aneneased to provide support for an educational 
plan which many Local furtsdictions will find 
acceptable. 


Revenues 
If this is to be achieved, increased revenues or inputs into the 


central fund are necessary. Accordingly, the Committee makes these 
recommendations with respect to its two major revenue sources. 
The Provincial Property Tax (B) 

In the Committee's view the provincial property tax provides a 
measure of fiscal equalization but emphasizes one single revenue source 
(i.e. a levy on property) disproportionately. The Committee takes the 
position that revenues for the support of education should come from many 
sources; the ideal to be achieved is diversification and balance among 


the total range of fiscal inputs encompassed by the Province's financial plan. 
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The Committee recognizes further, that while the provincial 
property tax imposes a burden on residential property, it provides for the 
equalization of support to local jurisdictions deriving from industrial and 


commercial assessment as well as that from pipe and power lines. 


Accordingly, the Comnitiee recommends: 

2. That the provincial property tax continue to be used 
as a Source of revenue and that the tax effort repre- 
Sented by the present Levy of 28 mills on the total 
equalized assessment should remain unchanged. 

3. Notwithstanding the recommendation in No. 2, the 

Committee recommends that the incidence of taxation 
on non-residential property should be substantially 
above that on residential property and that this may 
be achieved by one or mone of these methods: 
(a) Differential mikl nates, or 
(6b) Differentials in Levels of assessment, or 
(c) The provision of a baske exemption on all 
nesidential property. 

Provincial Revenue (A) 

If increasing support from the provincial property tax is 
paced to growth in assessment only, more support must come from the 
general revenues of the Province. 

'4, Accordingly, the Committee recommends that the 
Government investigate the selective sakes tax as 
an additional source of revenue. 

Distribution of Funds 

The Committee proposes that the distributing formula reflect a 
provincial educational plan. The Committee has identified certain components 
or variables which are indicators of quality and which form the basis of 


the provincial program. These components are: the number of teachers in 


relation to students and their qualifications, the number of support staff 
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per 1000 students providing services to teachers and students such as 
administrators, psychological and guidance personnel, librarians and other 


instructional media personnel. 


The Committee recommends: 


5. That the centrak fund provide support for a 
teaching stats at the ratio of twenty-five 
Students per teacher. 


6. That the support provided for each teacher be 
aviived at by striking the average salary for 
teachers with at Least three years of teacher 
education, and by adding the average costs of 
plant operation required to maintain a class- 
hoom unit. This, in effect, establishes the 
CRU as a basic device for the apportioning of 
funds. 


7. That differentials in Support be recognized 
among elementary, junior high and senior high 
Schook CRU'S in the ratio of I, 1.20 and 1.50 
respectively. 


8. That additional support kor high school 
vocational classes and chkasseds in exceptional 
education be provided under the category of 
Spectak grants. 


9. That funds be provided for the employment of a 
Support stakk of edght per thousand students with 
Sakaries detewnined by the provinetal average for 
teachers wrth a_fulk degree and one year of 
graduate study.! 
Escalation Factor 
The Committee recognizes the difficulties school boards encounter 


in long range planning without having some reasonably firm estimates of 


revenue for at least three years ahead. Accordingly, the Committce 


I Support staks to Anckude principals, supervisors, coundserlors, 
Librarians, ete. 
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recommends that the Province establish an escaiation factor to determine 


- vi - 


the rate of increase in support for a three-year period. 


10. 


ZH. 


The Committee recommends that the escalation factor 
providing additional support from the provincial 
plan for years two and three be struck initially 
by employing a rate of 6 per cent. 


Notwithstanding the recommendation in No. 10, the 
Committee recommends that future adjustments of the 
escalation factor neflect changes in the average 
provinctak wage seale. 


Supplementary Requisitions 


ize 


With nespect to supplementary requisitions the 
Committee recommends that no Legal Limits be 
placed on the authority of schook jurisdictions 
to requisition on municipalities for funds to 
be raised by Levies against Local assessment. 


Directions for Change 


The Committee has concluded that while fiscal equalization 


among local jurisdictions is a desirable objective, its full achievement 
does not necessarily guarantee educational equalization. 
at its disposal the Committee was unable to undertake the research that 


was imperative to pursue this tentative conclusion fully. 


proposing a vigorous research program to explore the implications of 


this hypothetical statement. 


The Committee accordingly recommends: 


Lo. 


That research should be undertaken immediately in 
Selected schook jurisdictions to analyse programs 
cunrentky in existence, to review their purposes and 
to determine the resources that school authorities 
ane allocating to each of these. 


With the time 


It is herewith 
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That atlied to this research should go studies aimed 
at discovering ways and means of smproving both the 
efficiency and effectiveness of schook systems. The 
objective of such studies would be aimed at achieving 
the maximum of effectiveness with a minimum of expen- 
diture in human, material and financiak resources. 


That based on this operational research and current 
knowledge in the fiekd, the Department give Leader- 
Ship in the establishment of program budgeting 
throughout the provincial educational systan. 


That the Provinee, through its financial plan, set 
abide a Sun of money each year for the funding of 
Annovative projects in partnership with Locak 
jurisdictions. 


That the Government establish a broadly representative 
standing committee on Schook finance to keep the 


operation of the Province's financial plan continuously 


under rAcview and to make whatever suggestions for 
change 4t deans advisable. 
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REPORT OF THE MINISTER'S COMMITTEE ON SCHOOL FINANCE 
Introduction 


In February of 1969 the Minister of Education, Honourable 
R. C. Clark, announced the appointment of a Committee to undertake a study 
of the Foundation Program for Alberta. The purposes of the Committee and 
the frame of reference within which it was to operate are attached in 
Appendix A. 

The Committee was charged with the responsibility of studying 
the current operation of the Alberta Foundation Program, its sources of 
revenue and the methods of distributing funds to the districts and divisions 
of the Province. The Committee was directed to study all aspects of school 
finance including support beyond that supplied from the Foundation Fund. 
Accordingly, the report deals with the methods for securing revenue as wel] 
as proposals for change in the distribution of provincial funds. 

The membership of the Committee has been Meoracer tates of the 
various organizations interested in and concerned with the financing of public 
education such as The Alberta Teachers! Association, The Alberta School 
Trustees' Association and the Rural and Urban Municipal Associations of the 
Province. The public at large was represented by persons who did not speak for 
any particular organization but viewed their assignment from the vantage 
point of the general citizen. The names of the committee members are as 
follows: 

Dr. T. C. Byrne, Deputy Minister of Education, Chairman 

Mr. G. M. Burden, Vice-Chairman, Calgary Public School Board 


Dr. B. T. Keeler, Executive Secretary, The Alberta Teachers' 
Association 
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Mr. George Hughes, City Assessor, Edmonton 
Mr. Art Wigmore, County Councillor, Lacombe 
Mr. James Love, Budget Bureau, Government of Alberta 


Dr. L. G. Hall, Director of School Administration, 
Department of Education 


Mr. W. J. Leslie, Grande Prairie, Businessman 
Mr. Gordon Rasmussen, Edmonton, Chartered Accountant 
Mr. Raymond Clark, Bow Island, Farmer 


ie ooettaDi vireccor of Curriculum, 
Department of Education 


Mr. Al Bredo, Department of Education, Consultant 


Mr. P. A. Jenson, Department of Education, Secretary 


The format of the report follows this design: It outlines a set 
of criteria which the Committee considers basic to appraising current pro- 
cedures in the provision of school support and to developing a different 
design in the distribution of funds. It includes a brief exposition on the 
various plans which have become classic in the literature of school finance. 
It describes the design or plan which the Province currently employs for 
securing revenue and distributing support to the various local jurisdictions 
as well as an assessment of its effectiveness. 

Following these preliminary chapters the report recommends 
certain changes in design to be instituted immediately by the Provincial 
Government. This Committee considered that such recommendations would be 
quite inadequate if they were not accompanied by suggestions for further studies 
to be undertaken immediately. The report suggests directions for future 
revisions in the Alberta plan to be explored by an ongoing program of research. 


The Committee foresaw possible long range objectives in the provision of 
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support but did not feel prepared to make firm recommendations at this time. 
From the Committee's deliberations has grown the conviction that 
any design for educational finance should be under continuous review. 
Periodic study by ''ad hoc'' committees is no longer adequate in dealing with 
the significant issues in school support. A plan for educational finance 
should be viewed as a dynamic system readily adaptable to emerging pressures 


and sensitive to the need for change. 
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CRITERIA FOR THE EVALUATION OF 
PROVINCIAL PROGRAM OF SCHOOL FINANCE 


At the beginning of this century revenue for school support was 
largely local in its origin. The school was seen as a local service to be 
paid for by the community. Limited support was available from the provincial 
authority but it was largely nominal relative to the total expenditure on 
education. A community was expected to pay for its roads, hospitals and 
schools from revenue derived through a tax on real property. 

No one would argue that education today is the exclusive 
responsibility of the local community. We are rapidly approaching the time 
when an educated citizenry will be the major resource of a nation. The 
knowledge industry is reaching vast proportions and the problems of 
operating the range of institutions which make up this industry have become 
exceedingly complex. The knowledge possessed by people and the effectiveness 
of its application have become the basis for economic growth. Education may 
well be the vehicle to move the modern nation into the post-industrial world. 

If these views are valid, then investments in institutions 
providing for the development of an educated people must become the major. 
preoccupation of modern society. Viewed in this light, the issue of support 
for public education has moved beyond its local arena to become a matter for 
national dedication. 

The Committee considers thet ultimately the federal government 
must enter more vigorously inte providing support for public education at 
all levels. The Committee recognizes that national support may very well 
have to provide for equalization of opportunity among the various regions 


of Canada. Be that as it may, the Committee holds that what is currently 
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needed is an articulation of financial effort among local, provincial and 
federal authorities. This is not to deny that federal support is currently 
available; it is and in large measure, but little is being done to develop an 
over-all design among the contributions from the three levels of government. 

Whatever its views on federal aid, this Committee is committed to 
the preparation of a design for the provincial financing of schools. All 
provinces in Canada provide for the central support of schools and emp loy 
methods for sharing this responsibility with local jurisdictions. During 
the last ten years a number of foundation programs have emerged across the 
nation. Interestingly, throughout Canada there is now taking place reviews 
of the decade's experience with various programs in school finance. Proposals 
for change are deriving from these studies reflecting somewhat different views 
on methods of support than those of a decade ago. 

We are deep in a period of national reappraisal of the problems of 
School finance. That this has become an issue nationally reinforces the need 
for reappraising our own provincial design. 

The following are criteria which the Committee finds generally 
acceptable for judging current programs of schoo] support. These criteria or 
principles may well provide guidelines for charge in support procedures. 
Since these are basic to the Committee's review, they are being placed in 
this first chapter. 

1. A provincial plan for finencing education should have 

as one of its major objectives the achievement of 
fiscal equalization. 

This principle recognizes that local jurisdictions vary widely 
in their ability to provide support for local school services. Seme enjoy 
large property assessments in relation to the number of pupils they must 


educate, while others suffer much more limited tax bases. The principle 
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implies that irrespective of its capacity to raise supnort the local district 
should have access to funds sufficient to provide an adequate proaram of 
education for its youth. This means placina at the disposal of poorer juris- 
dictions provincial financial assistance so that revenues are comnarable to 
those available to wealthier districts. 

2. A financial plan should provide for a diversification in revenue 
sources and a reduction in the dependence on the property tax as 
a major revenue source. 

No one has yet been able to design a financial scheme that would 
avoid the unpleasantness of taxes. Traditionally revenue for education has 
been secured through the property tax device. The Committee holds, however, 
that drawing from a wide variety of revenue sources tends to distribute the 
burden of supnort more widely among the province's citizens. Accordinaly, 
any plan should strive to achieve a redistribution of levies, thereby les- 
senina the demands on any sinale source of revenue. 

3. A plan for school support should recognize the importance of 
maximum local autonomy for school boards consistent with 
provincial responsibility for minimum standards of nroaram, 
teacher certification, and buildinas. 

Our system of education in Canada has evolved as a partnership 
between provincial and local government. It is expected that many decisions 
will be made by jurisdictions close to the peonle. Accordinaly, the Committee 
views any financial plan which maintains the freedom of local authorities to 
establish priorities for schools under their charae as havina merit. 

4h, Local school jurisdictions should be free to raise money for 
the financing of school programs not provided for in a nro- 
vincial nlan of school support. 

This particular nrinciple is closely related to number 3. The 

Committee recoanizes that irrespective of its recommendation on increasina 


provincial support, local school jurisdictions must have access to local tax 


levies. In other words, the supnlementary requisition should still nlay a 
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role, although not as significant as formerly, in providing revenue to 
schools. Further, if other suitable means of local taxation can be devised 
school jurisdictions should have access to them. 

2. A provinctal financial plan should be designed to 

achieve an educational program which may be defined 
as the province's educational plan. 

This principle recognizes the responsibility of a province to 
provide for the support of an educational plan arrived at by provincial 
definition. Many local jurisdictions may decide to remain within the limits 
set by the educational plan. Others, for a variety of reasons, may wish to 
exceed the provisions of the provincial program. The central authority, 
nenetheless, must accept the responsibility for establishing an educational 
plan and providing revenues for its support. 

6. The province should provide leadershin to local 

jurisdictions towards the improvement of the educational 

service. This leadership may take the form of incentive 

grants to be provided in a manner that will not seriously 
disturb the principle of fiscal equality. 

While the Province may design what it considers to be a Satisfactory 
educational plan, it should recognize the importance of encouraging juris-_ 

Re ESE ET COC TRS . 
dictions to depart from the norms established by such a plan. The provision 


of incentive or cost sharing grants can be an important aspect of nrovincial 


leadership. 





7. Support for expenditures on capital ane transportation 
t ° . *. 1 e . 
should be provided in the province's financial plan. 


This is, in effect, suying that the principle currently followed 
in the Alberta Foundation Program so far as capital financing and transportation 


are concerned is satisfactory and should be maintained. 
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CHAPTER II 
THE LITERATURE ON SCHOOL FINANCE 


(A Brief Review) 


The high priority that has been assigned to education has been 
reflected in large expenditures and, correspondingly, a large body of 
literature on education finance. Consequently, many insights can be gained 
from the literature. Provincial and state legislatures have taken increasing 
responsibility for providing financial resources. They were prompted to act 
by variations in local expenditures and by the flatness of the upward trend 
of revenues from property taxes. It was recognized that local autonomy 
was needed as a spur to economical administration and to allow "lighthouse" 
systems to seek new and better solutions. 

Some early unsatisfactory ideas have since been discarded. It 
was recognized that providing the same flat (non-equalizing) grant per student 
did not meet the needs in the more sparsely populated and less wealthy areas. 
The teacher-grants that followed brought some amelioration of conditions in 
poor areas. For a time it was supposed that shared-cost grants would 
stimulate boards to increase expenditures and improve services. This was 
on the assumption that school boards possessed the fiscal capability but 
lacked the willingness to improve services. 

Cubberly in 1905 and Updegraff in 1922 directed attention to the 
equalization principle. The concept of the ‘foundation program'' was first 
introduced and interpreted by Strayer and Haig in 1923. They set down three 
rules (paraphrased) : 

1. Equal education opportunity is the goal. 


Z. Taxes should be adjusted to bear equally on all persons. 
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3. A central department would be needed for supervision or, 
if need be,for direct control. They suggested that the richest 
district would rely on local property taxes for all of its 
school money. Each poorer district would strike the same tax 
rate and the state would augment its revenues to make them 


equal to those of the richest district. 


The Mort Plan 

One of the great names in the literature of school finance is 
Paul R. Mort. The chief characteristic of plans associated with his name 
is that a certain sum of money is provided per pupil and the local school 
board organizes its resources and adopts new practices according to its 
own insights of local priorities. Such general guidelines as may be deemed 
necessary may be laid down by the Province. For example, curriculum 
requirements and teacher qualifications can be established. A foundation 
finance program aims at (using adjectives that must eventually be defined 
fully) a 'basic, adequate, reasonable, minimum'' program. There can be a 


separate set of grant regulations tapping smaller sums of money to encourage 
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boards to modi heir expenditure patterns. Thus, with a Mort style per- 


pupil-basis coupled to certain requirements and a sect of grants, local 


boards and the central educational authority can.playcreative.roles in 


shaping the evolving educational system. 
ee 





It is well established that high school costs per pupil exceed 
elementary costs. It could, of course, be argued that this historical 
pattern should now be changed. Without judging the merits of that issue 
the Mort Plan provides the opportunity to 'weight"' different categories of 
pupils to reflect variations in costs. The choices of categories are 


limited only by administrative complexity and by the difficulty of 
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ascertaining valid cost data. This weighting procedure thus permits the 
exploration of a presumption which underlies finance schemes -- that fiscal 
equalization implies equalization of educational opportunity or of student 
deve lopment. 

The simplicity of the per-pupil basis that is central to a Mort 
Plan affords also the opportunity for making a finance system dynamic by 
incorporating a factor to permit controlled escalation of expenditures. 

The earlier writers did not have to wrestle with the effects of inflation, 
but the recent experience of rising costs in periods of sustained economic 
growth has impressed on governments at all levels the need for rational 
measures that will ensure the maintenance of a proper balance between the 
public and private sector and, perhaps more important, between the claims 
of all kinds of social services on the tax dollar. 

A crucial question in any finance system purporting to be a 
foundation program'' is what amount of funds are required to support what 
quality of instructional services? Two general methods have been suggested 
by writers in the field. The first is to examine the costs of a particular 
group of schools. As a hypothetical example, select the divisions or the 
small cities and reason as follows: ''These districts seem to be offering 
Satisfactory programs with about average financial resources. The costs 
associated therewith are such as can be accepted and defended by the 
elected representatives who sit in the legislature.!! 

The second method is to rely on principles of pedagogy, the 
judgment of curriculum personnel, some research done on special services 
and to make a '!model'' -- or two or three alternate models with substitution 
between small classes, specialist staff, and more rorary racilities.”~ 1€ 
local boards enjoy supplemental taxing powers, then "'adequate'' must mean 


"spartan''. If their powers are limited, then the "adequate'! program must 
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resemble very closely the final configuration that should be attained 
when all sources of revenue have been expended. 

In the first method the cost per student is calculated directly. 
With the second method the package of teaching and specialist personnel 
and of operation, maintenance and material needs that is to be provided 
for a unit of students can be used to derive a per-pupil allowance. Which- 
ever system may be used to calculate the allowances, the school board can 
be left unfettered to find its own preferred mix of educational inputs. 

The single all-encompassing unit which Mort proposed poses 
problems of derivation if it is intended to cover instruction, as well as 
transportation and capital costs. Theoretically, all these costs should 
be included to permit boards to make the proper decisions about consolidation 
without penalty or subsidy. Most states in the U.S. and provinces in Canada 
use different measures for capital and transportation. When these two 
categories, especially transportation, are removed from the Mort Unit, the 
per~pupil dollar amounts are provided for actual instruction after the 
child has entered the classroom. Considerable equalization is achieved 
merely be treating transportation separately and underwriting it about 
90% as is the case in Alberta. 

The Maryland Plan 

A different kind of plan, known as a Maryland Plan, ties 
financial support to a centrally-determined teachers' salary schedule 
which has allowances that depend on the teacher's experience, training and 
designation. The pupil-teacher ratio is set as an arbitrary constant 
and other operating costs are added. The provincial government would then 
set its own share of total costs and set the foundation mill rate so as 
to raise the amount required for the local share. A plan that follows the 


Maryland pattern tends to restrict the freedom of boards to substitute 
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para-professional persons and superior facilities and equipment for 
regular teachers. It also violates the equalization principle to the 
extent that a rich area with a fine cultural milieu could attract the 
cream of the teaching profession at any uniform salary. 

In the opinion of Professor Brock Rideout, ''the systems now in 
use in British Columbia, Manitoba, Nova Scotia, and Quebec are variations 
on the Maryland Plan. They are all based on salary schedules set out by 
the decision-making powers of the boards, while others provide for giving 
assistance from provincial funds to boards going beyond the foundation 
level''. 

The Updegraff Plan 

The variable-percentage plan, sometimes called the Updegraff Plan, 
focuses on the fiscal equalization side of educational finance. The central 
feature depends on provincial and local sharing of costs (or certain 
specified categories) in such a ratio that a one mill levy will raise 
N-dollars per pupil in District A and N-dollars per pupil in any other 
district. Although it may appear to be the ideal plan in terms of the 
equalization principle, it has not lacked its critics even on that score. 
Some authors have reasoned that an extra dollar from a poor area has a 
higher marginal utility than a dollar raised in a rich area and, there- 
fore, some ''super-equalization'' ought to occur. Other less Utopian 
criticisms can be mounted. The total bill for education would be shared 


and the total expenditure for a province would be determined by the 


| £. Brock Rideout,''Practises and Trends in Provincial Financing of 
Schools'', printed in Symposium of Papers Presented at the Seminar, 
Banff School of Fine Arts, November 19 - 23, 1967, by the Alberta 
Teachers! Association. 
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collective action of the local school boards. It might be argued that 
such an arrangement could be a good indication to the provincial government 
of the priorities the public would choose to assign to education. Without 
defining "control", it is clear that the provincial government would have 
less control] over either its own expenditures or total provincial expenditures 
for education than it has now. The marginal dollar that a board now spends 
comes entirely from the local taxpayer. In an Updegraff plan, a district 
with a very low assessment could buy one dollar of services by spending only, 
say, 20 cents of its own locally-raised money. The federal-provincial 
experience in recent years has pointed clearly to the agonies associated 
with shared-cost programs. 

lf a province adopts an Updegraff finance plan, it ceases to have 
a provincial educational plan. The concept of a ''basic'' program vanishes 
and each district sets for itself its own level of educational services. 

The Updegraff Plan seems to provide a neat vel cle for increasing 
relief from property tax for education purposes. The share of the total 
bill payable by the province can be set at a higher percentage each year 
for the next few years until the desired percentage is attained. Property 
tax relief could, however, be realized with any education finance plan 
with little technical difficulty and as soon as substitute revenues 
from sales or income tax are made available. The home-gwner grant can be 
made to provide education property tax relief in the manner practised by 
British Columbia, but the home-owner grant has not suffered from a want of 
Criticism. 

The aim of property tax relief is probably not attainable in the 
absence of ''controls'' which may bring with them some undesirable features. 


In that case the aim might be restated simply as making more revenue from 
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income and sales tax available for expenditures on education. 

The Province of Ontario is phasing into a plan based on the Updegraff 
model. Limitations have been placed to guarantee to each board a 1969 grant 
per pupil not less than 104% nor more than 110% of its 1968 grant. The 
question of control with an Updegraff Plan will be illuminated by Ontario's 
experience in the next several years. Since the focus of such a plan is on 
the finance side rather than the instructional side of education, a 
thoroughly defensible equalization procedure would be required to ensure its 


acceptance. 


The Role of the Federal Government 

The literature also provides an analysis of issues relating to 
the support of public school education by the federal government. A number 
of the principles that apply within the province seem to apply within the 


entire federal state. 
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CHAPTER 111 
THE ALBERTA FOUNDATION PROGRAM OF SCHOOL FINANCE 

The present system of school support was introduced into the second 
session of the fourteenth legislature of the Province of Alberta in 1961. 

The Speech from the Throne for that particular session makes reference to 
the introduction of this new scheme of school finance and sets out very 
briefly the principles upon which it was based. These are listed here: 

1. The main grant should be of an equalization type. 

2. Its purpose should be to raise local school revenues up to 

some previously defined level. 

3. The previously defined level, known as the Foundation Proqram, 
should be set realistically so that it compares closely to the 
cost of essential services at current prices. 

4. All school units should raise tax funds at a common mill rate 
to provide their share of the Foundation Proaram. 

5. The balance of the Foundation Program should be secured by 
grant. 

These principles indicate that the Province of Aiberta has been 
working for the past ten years through its Foundation Proaram with a provin- 
cial system of school finance. The Foundation Program constitutes the 
Province's first attempt to establish a rationale for the financial partner- 
ship between provincial and local jurisdictions. Provincial sunport did exist 
prior to 1961. The Foundation Program, nonetheless, represents the Province's 
first attempt to establish a basis for provincial support that could be 
defended in terms of the principles outlined above. 

The inherent principle of local autonomy to provide services beyond 
the minimal or basic program was reflected in the statutory riaht to levy 


supplementary requisitons. Supplementary requisitions are requested by boards 
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to make up the difference between what is received from the Foundation Fund 
and the budgeted expenditure. The question remains as to how provincial 
revenue may be increased and to what dearee the provincial support might be 
enlarged having regard for the decision-making of local authorities. There 
is also the question of how far boards should assume commitments that may 


escalate into costs that are realistically beyond their ability to sustain. 


Structure of Educational Finance in Alberta 
eee ee eee NCES Ly AIDeT lA 
Revenue: 
"A'' = Contribution to Fund from provincial general revenues. 


'B' = Contribution to Fund from the 28 (1968) mill provincial levy 
on equalized assessment. 


'C'' - Amount raised by Supplementary Requsitions (local levies on 
property assessment) . 


''M'' = Miscellaneous revenues - this small source is ignored for 
the sake of clarity of exposition. 


Expenditures: 


"A + B + C!' - Total expenditure on elementary and secondary 
education for any particular year. 


ae Bl - Monies disbursed from Fund under Requlations. 
Some of the major issues which faced the Committee relate to the 
relative sizes of A, B and C and the total; consequently the three letters 


will be employed as a convenient shorthand notation throughout the Report. 


REVENUES AVAILABLE TO SCHOOL JURISDICTIONS 
A = Provincial Support 
Provincial support has for its source the aeneral revenues of the 
provincial government. A detailed analysis of where this revenue is obtained 


is not within the scope of this study. By and large, the Province depends on 
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Expenditures of School Board: Chart | 


Fa Other Expenditures (Tuition Agreements, 
Auxiliary Services, Cafeterias, etc.) 
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such revenues as the income tax, sales tax on gasoline and tobacco; liquor 
profits and, in addition, royalties on oil production, as well as lease sales. 
The gradual increase in the size of A reflects the growing involve- 
ment of the provincial government in the financing of public education. Sup- 
port from general revenue has grown from a relatively insignificant proportion 
of the total expenditure on education at the beginning of the century to a 
point where it now exceeds 50% of this amount. Actual sums have, of course, 
been influenced by the rising costs of education over the past several 
years. That the Province's contribution has increased relatively as well as 
actually reflects public pressure to transfer the burden of school support 
from real property to the wider tax sources available to the provincial 


government. 


B_= The Foundation Levy on Real Property 


If revenues from real property were used solely for ''local'' purposes, 
the concern for equity would be restricted to different classes of property 
and their value in relation to services (educational needs) within the local 
governing unit. As soon as the provincial government undertakes to provide 
funds from a central fund to local jurisdictions with the aim of ''equalizing'! 
either services or tax effort, the comparability of assessment becomes of 
paramount concern. 

When the present hospitalization program came into being, legis- 
lation was passed to enable the Department of Municipal Affairs to calculate 
what is known as an equalized assessment figure. The funds raised by the 
provincial levy for hospital purposes enter the general revenue of the Pro- 
vince. The funds raised by the uniform levy for education are placed in the 


School Foundation Program Fund. 
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The initial levy of 32 mills had some regard for the average of 
requisition rates in the previous year. As a result of a later revised assess- 
ment, the provincial levy was set at 26 mills in the belief that the Founda- 
tion Fund might be properly sustained and in acknowledgment of the principle 
that school jurisdictions should have some autonomy in raising and spending 
funds according to local destres. Even when school costs began to rise 
significantly, this principle was adhered to by raising the levy to 28, not 
to 30 mills. 

With the post-war industrial development of Alberta, the taxation 
of industry became an important source of revenue. The fact that the indust- 
rial growth was made possible by the natural resources of the Province 
implied that the economic benefits of taxation should be shared by all 
Albertans. The School Foundation Program was established to permit this 
desired sharing of tax revenues. It was created by the Legislature at a time 
when the question of amalgamating the areas around Edmonton and Calgary with 
those two cities was under review. The tax load on industry was reduced to 
make Alberta more competitive in attracting industry. 

The municipal portion of the real property tax remains with the 
site municipality. 

The equalized assessment totalled $3,031,162,677 for all munici- 
palities for 1969. All classes of real property that are not exempt are 
included jin the equalized assessment (See Table 1). 

A local jurisdiction contributes to the Fund on the basis of its 
equalized assessment. It receives money from the Fund depending mainly on 
its numbers of pupils and teachers. The money it receives exceeds in all but 
three cases the amount contributed because of the support allocated to the 
Fund from general revenues. Some jurisdictions with high assessments per 


pupil contribute 60 cents for every dollar received in return; other lower 
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assessment jurisdictions contribute only 30 cents for their dollar support. 
This 30 to 60 cent spread is the essence of the financial scheme. Without 
such a variation no equalizing would occur and there would be little point in 


having a ''fund''. 


TABLE | 
All Municipalities 1969 


Equalized Assessment 


Land 9515467 ,255 
Buildings and Improvements 1,554,824 583 
Machinery and Equipment hb-7466)i9373 
Pipe Lines 183,121,920 
Power Lines 33,945,744 
A.G.T. Land 1,256,538 
A.G.T. Buildings and Improvements 9,123,006 
A.G.T. Works and Transmissions 17,325,476 
Provincial Grant Land 32,983, 460 
Provincial Grant Buildings and Improvements 36,680,056 
Federal Grant Land 9,635,570 
Federal Grant Buildings and Improvements 4S 093,642 
Municipal Property Land 4 061,036 
Municipal Property Buildings and Improvements 33,983,009 


3,031,162,677 


Data Courtesy R. L. Cross, Department of Municipal Affairs 
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Equalization Procedures and ®ecent Judicial and Lenislative Develonments 
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The Municinalities and Assessment Foualization Act (1957) nrovides 
for securing general uniformity in assessment and created the Alberta Assess- 
ment Equalization Board, The foard was to ensure that ''the assessment and 
valuations of all rateable lands will be unon a common basis and fair and 
equitable as between one another''. Faualized assessment meant the ‘valuation 
of lands within a municipality established fn a common basis as related to 
the valuation of total rateable lands within all munficinalities in the Pro- 
vince as determined on a stImilar basis." 

The Municipal Taxation Act provided in section 8 (1) that, ‘Land 
shall be assessed at its falr actual value exclusive of imnrovements thereon.’ 

Two reaulations passed seemed narticutarly unaccentable tn the 
critics of the equalization procedures. Reaulation 142/60 nrovided that “in 
all cases where the most prafitable use that may reasonably he made of the 
land is for agricultural purnoses, a basic value of $hO ner acre is hereby 
established for 190% arable lands throuqhout the province.’ 

Another requlation published as the Assessment Manual contained 
directions to assessors respectina variations in value that could be made for 
variations in soil, tonocranhy, location, etc. 

Certain summer villages brouaht an anneal to the Alherta Assessment 
Anneal Board in 1968. The Board delivered judament (in part): 

"The crux or nub of this foint anneal stems from the fact that whereas 
the Minister of Municinal Affairs has nrescribed $49 ner acre as the 
maximum hasic assessment valuation for the best anricultural cry lands 
in the Province the level of assessment for lands fin urban municinali- 
ties is nrescribed at %5% of its market value.” 

The Board indicated that 80% of the rateable mrererties in *lherta 
other than farm lands had assessments equalized at annroximately 22.14% of 
market value whereas cqualization fer farm land assessments of rural munici- 


nalities for the remainine 29% rematned subject to the 1940 reculation for 
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maximum assessment of $40 ner acre with the consequent annraisal renresentinc 
from 19% to 25% of the market value. The Anneal Board refused to male any 
change in the assessments. 

After hearina an appeal in the Alberta Sunreme Court, Justice 
J. V. H. Milvain found that the requirements of the Act had not been met. He 
held that the entire equalized assessment be set aside but he directed a 
stay of the order to permit the Leqislature to review the matter. 

Bill 35 was introduced in the 1969 sittina. The Bill nrovided that 
“equalized assessment means the assessment of rateable lands within the muni- 
cipality adjusted as may be required in accordance with this Act and recula- 
tions.'' The Bill conferred on the Minister the power to nrescribe standards 
and methods to be used for equalizing assessments. The reference to any 
common basis was thus removed. 

An estimate provided to the Committee was that, if farm lands were 
assessed on the same basis as other property, five million dollars would he 
added to the fund. That sum of money could not nrovide a solution to the 
current issue of school finance: nevertheless, a satisfactory resolution of 
the problem is undoubtedly required to ensure accentance of the entire fiscal 
arrangement and to ensure that assessors have sufficient faith in the nro- 


cedures to exercise their considerable judament in a fair and consistent manner. 


C = Local Supplementary Requisitions 
Larue sunplementary requisitions may reflect low assessments, exten- 
sive services, hich reajonal costs, or auestionable administrative nolicies. 
Certainly high supplementary reauisitions violate the nrincinle of eaual 
onportunity underlyina the Foundation Proqram Fund in that an aren of low 


assessment requires a very hich mill rate for a aiven level of axnenditures 


per punil. 
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The dearee of equalization that has heen attained throuch the annli- 
cation of the provincial levy on total equalized assessment has heen reduced 
by the supplementary reauisitions that have increased sianificantly in the 
past eight years. About one-half of the school jurisdictions had no sunnle- 
mentary requisitions in 1961. As expenditures increased the nrovincial aver- 
age of supplementary mill rates rose from 6.2 mills in 1966 to 15.2 mills in 
1968 (Table 2). Chart 11 graphically reflects the increased denendence of 


boards on supplementary requsitions to balance their budaets. 











TABLE 2 
NAME SUPPLEMENTARY MILL RATE 
1967 1968 
DIVISIONS 9.40 14.80 
COUNTIES 9.87 15.43 
CITIES (PUBLIC) Bay 15.40 
CIT4ES (R.C.S.) 8.18 14.58 
PUBLIC S.D.'s 8.80 11.90 
RC eGraeS Dinks 9.65 17.56 
CONS Sieh.) is 8.07 13.48 
Provincial Averaae 8.86 15.20 








Expenditures have risen from 115 millions in 1961 to shout 262 
millions in 1968 and will likely increase to nearly 300 millions in 1969. 
Local contributions from 1961 to 196% by the provincial levy increased fram 
52.4 millions to 79.6 millions and sunnlementary requisitons increased From 
6.3 millions to 39.9% millions. The increase of assessment durina the neriod 


was from 1.6 billions to 2.8 billions. Thus the relatively ranid arawth of F 


has been an outstandina feature of recent financial trends. 
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Factors Underlying the Growth of C 
Increases in expenditures have arisen from rising costs for existina 
services and for many commitments assumed in the last two years. Among these 
may be listed:: 
1]. Increased instructional costs 
(a) Increased enrolments in urban centers. 


(b) Teacher salary increases have reflected the general 
inflationary trend in the economy. 


(c) Staffs were increased significantly in many areas without 
comparable increases in student enrolments which lowered 
pupil-teacher ratios. Such additional personnel included 
more teachers, supervisors, counsellors, and librarians. 


2. Nature of Programs 


(a) Increasing the range of courses in small high schools 
required more staff for fewer students. 


(b) Duplication of educational services in many communities. 
(c) Higher operational cost of some vocational courses. 


(d) Using funds for extra curricular activities or for support 
of night classes. 


(e) Free supplies other than instructional aids. 
(f) Expansion of programs: 


Curricular concepts have changed so that new views 
regarding the extent and depth of courses have expanded 
the need for funds. These are illustrations: expansion 
of vocational programs, library services, enlaraqed physical 
education space, expanded elementary science and reading 
facilities, more second lanquage courses, broader proarams 
in industrial arts and home economics, and improved audio- 
visual services. 


3. Increased Costs in Respect of Facilities 


(a) Expenditures on areas not supported by Foundation Fund. 
School boards have frequently assumed unsupported capital 
costs because of local desires for larger libraries, 
furnishings, and other special construction features; 
costs vary in different geographic regions. 
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(b) (i) The upgrading of buildings is creating additional 
expense to meet new curricular requirements and 
recommendations of fire commissioners and health 
inspectors. 


(ii) Delayed maintenance may be significant when building 
replacement is somewhat remote. 


(iii) Payments for caretakers and repair services are 
increasing rapidly. 


(iv) Utilities are considerably more expensive fn north- 
ern communities. 


(c) A growing pressure to provide low-rental housing for 
teachers. 


(d) Garages, office buildings and warehouses. 

4. Special Services: 
Additional payment for noon-hour supervision or extra-curricular 
activities that also include transportation costs. Conveyance 
costs vary because of differences in road conditions, equipment, 
and service provided as well as in cost of drivers. 


5. Financial Policies 


(a) Increased costs to recover accrued deficits that may have 
resulted from: 


(i) unforeseen circumstances. 
(ii) inadequate levies. 


(iii) attempts to keep the same mill rate between public 
and separate school districts in the same area. 


(b) Exhausting the use of depreciation allowances from the 
Foundation Program Fund for purposes other than for trans- 
portation. Additional expense is also created by the pur- 


chase of buses as there is no financial support for their 
original purchase. 


Contingency Grants to Forestal] Very High Supplementary Requisitions 

As the need to secure revenues from local levies increases, those 
jurisdictions with very low assessments face severe financial problems. Not 
only is the revenue from supplementary requisitions low, in such jurisdictions, 
but costs may exceed those in wealthier areas, as well. To illustrate: a 


jurisdiction with X number of students and a local Property assessment of 
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21 millions will raise $21,000 with a 1 mill levy; a jurisdiction with a 
similar enrolment but with an assessment of three millions will secure only 
$3,000. 

The key figure here is the per pupil assessment, i.e. the value of 
taxable property behind each student. Not all jurisdictions with extremely 
low per pupil assessments require special support. With a combination of such 
factors as low assessments and exceedingly high costs, however, the probabil- 
ity of this occurring increases. Jurisdictions in this category very soon 
exhaust their local resources. 

There exist within the province between eight and ten low assess- 
ment jurisdictions that have been unable to operate within the revenues pro- 
vided by the Foundation Program and supplementary requisitions. The per pupil 
assessments of these areas range from 1048 to 4786, all well below the pro- 
vincial average of 6880. Furthermore, these jurisdictions generally have 
unique problems In securing staff and providing facilities. 

The amount of the contingency grant is usually determined by budget 
requirements. The Department scrutinizes the individual budgets in such 


cases with vigor. No special assistance is provided without a clear estab- 


lishment of need. 


DISBURSEMENTS 
A + B = the amount of support from the Foundation Fund. 
The monies in the Fund are distributed quarterly to school boards 
having regard to certain basic criteria. 
In 1961 at the inception of the Foundation Program, it was deemed 
essential, if relative equality of support was to prevail, that the bases for 
allocating funds ought to be related as closely as possible to the major 


input functions of the school systems. In that year there were seven functions 
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p Asiw noldstbelsul 6 vyval Mim fos A3iw 006, 1s deter fftw anol Tim 18 
vino etusee Iliw anoltl tm -sesd? to tnomesoree ns Adie fad: tnomi ovis volte 


000,88 
Yo sulev off .6.] , thocteaszen Tiquq s9q orld 2f ater ewwpi? yod SnT 
yiemergas diiw encitofbziaul Ife tot .Inabete dass brined yi tsqo%g ol dexe? - 
dguz to notventamoo n AtiW .taaqque Ieivene ai luna 2irnemezse26 liquq 19q wot “a 


- tf apdorg end ~Tevewn ,2feao doin’ ylpnibsesas bas stnemzes2e6 wol 26 2103387 


nooe® vay yiepeteo 2idt at enolsolbaiwul  esesorod! paiaiuaco zing ta Yai | 7 
.2ego7vo2s7 lsoo!l ried? Jevadne oa 
-2auees wo! nod ban ical noawisd sontvorq ot niddiw tatxs o15dT : 
, -_ 
‘ong eBuasver off nifilw eisisqo oF sfdsqu nasd eved tens enoltzibelqw| Jnem ; 
liqun teq edt ,2nalticiupay yostnamalaque bons meip079 noi ssbauo7 ef? yd BShly _ 
7 


“O70 Sid wofad [iow if— .d85) ci B40 mov? spasy 2easte sesd2 to etnamegsere 



















aved yitevsnap eno!lsothetiul azadd ,sxormsdiavs ©. 0082 to eceteve felon 
.tatsilias? pothivn. ont’ Viste of suase nl ameidoia sane i" 
tepid yd benimieish yilevau 2) snsie yonepajanos ef2 to anucma srit / 


7 


fave ni esaghud Isubivibn’ adt 2esinituise Snemi1bqed sil .23nemoyiieeee 
: . 
“Onvad yeslo & suoltiw bsbivoiq el saneselezre fetoonq2 of 760nI¥ Aiiw @ 


bean to soem 





2rwanazausero 
abnut nol tebauo’ ofs m4? vores es mAs 
7 Joodse 03 ee ae s brew sz nh eatin . | at aan 
eee) » ie Se BAC a, aves ed inks ‘a : oo 
Das 


ae ce 
te 4 7 


Payments from School Foundation Program Fund - Chart |]] 
[]Pupits Moe Pe ets) 
GM Teachers 

Sey Maintenance 


med Instructional Aids 


I transportation 
[EG Administration 
GB Debt Charges 













150 

















MILLION 








1961 1962 1963 1964 1965 1966 1967 1968 






s 


{Ti fort - bru? ampurtt npttatienct nares 1 


= 26 - 


to which were allocated certain dollar values. The pupil and teacher factors 
represented about 60% of the Fund. 

In 1968, the pupil and teacher factors accounted for the distribution 
of almost 80% of the monies in the Fund. 

During the years under consideration, some functions have been sub- 
sumed under the pupil factor inasmuch as the regulations are intended only to 
provide a schedule for Hisenibiniac funds and are in no way prescriptive of 
amounts to be expended by school boards on particular operating activities. 

Experience indicates, and this is illustrated by Chart I]11, that 
an effective distribution of funds can be made on the basis of teacher and 
pupil units. The proposal in the next chapter which envisages a classroom 
cost model becomes, therefore, an extension of trends reflected in distri- 


bution techniques throughout the last decade. 
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CHAPTER IV 


EVALUATION OF ALBERTA FOUNDATION PROGRAM 


The present plan for the support of public education in the Province 
has been in existence for approximately ten years. The current study has 
been the first attempt to appraise its effectiveness in achieving the 
objectives outlined at its inception in 196]. Further, the Committee is 
interested in examining the present program in terms of the criteria out- 
lined in Chapter 1. Before making any proposals for change it seems 
necessary to appraise the functioning of current procedures. 

The foregoing description of Alberta's Foundation Program leads 
one to conclude that the plan is in no sense a pure illustration of one or 
the other of those described in Chapter I1. The Alberta plan is, in effect: 
an amalgam of the different types described in the literature. That money 
is distributed on a per pupil basis makes it appear like the Mort Plan with 
whatever strengths and weaknesses that it provides. For instance, distri- 
buting money on a per pupil basis tends to favor those districts which are 
able to maintain higher pupil-teacher ratios. 

The Foundation Program reflects certain features of the Maryland 
Plan. One such feature resides in a distribution of funds based on an 
individual teacher grant. Generally this provision tends to favor those 
districts that employ more teachers relative to the pupil population. On 
the other hand, a distinct feature of the Alberta Program is the recognition 
given, on a sliding scale, for teachers with higher qualifications. As a 
result those districts which have been able to attract teachers with higher 
qualifications have received somewhat more favorable treatment from the 


Program than they would have if the per teacher grant had been a flat amount. 
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The Alberta Program departs from the Updegraff scheme for equal iza- 
tion in that while the Province applies a fixed levy on all property it 
places the revenue from the tax in the central fund. The Provincial Govern- 
ment then contributes from its general revenues sufficient to ensure that 
all districts enjoy the same level of support. 

Let us examine critically the operation of the Alberta Program by 
posing certain questions designed to apply the criteria outlined in 
Chapter II1. 

1. Has the Foundation Program achieved fiscal equalization? 

As noted in the review of the Foundation Plan made by the Minister 
of Education in 1962, during the early years of its operation the major 
share of the total costs of public education was borne by the Foundation 
Fund. In other words, A+B (the contributions from the general revenue 
of the Province plus the provincial property tax) supported the total 
costs of education in many of the Province's low assessment jurisdictions. 
As indicated earlier, the supplementary requisitions remained at a very 
low level in most local jurisdictions for at least the first five years 
of the life of the Prograff. 

One of the interesting features of the Foundation Plan contributing 
to fiscal equalization was the uniform provincial levy on all property 
assessment. The revenue derived from a tax on industrial property, and 
on power and pipeline assessment, went to the support of education in all 
jurisdictions of the Province irrespective of whether they had within 
their boundaries any such assessment. 

It should be stressed that basic in the application of a provincial 
property tax is the assumption that all property is to be assessed by the 


same procedure. If a certain type of real property is assessed on a 
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different principle, the provincial levy then ceases to nerform with complete 
effectivenss as an equalizing device. Farm property, for instance, heina 
valued at less than the full market price with urban property derivina its 
value from the action of a free market, lessens the equalizina influence 

of tne provincial property tax, thereby, diminishina public confidence in 

the equity of the Plan. Nevertheless, for large proportions of the total 
equalized assessment of the Province, particularly in the case of industrial 
and business property and power and pipelines, the provincial levy has con- 
tributed with reasonable success to fiscal euqlization among local school 
jurisdictions. 

A summary of the effects of equalization since the inception of 
the plan is set out in Appendix B. From an examination of these fiaures 
certain generalizations may be drawn. 

(a) In the early years of the Foundation Plan the principle of 
fiscal equalization was much more vigorous as evidenced by the figures in 
Appendix B. The public school systems of Calaary and Edmonton, for instance, 
which are high assessment jurisdictions, were in the early years of the 
plan, forced to contribute 70 cents to the Fund in order to secure a dollar 
from it in support of their schools. As the years progressed, partly 
through modifications of the formula, the position of the urhan districts 
relative to rural jurisdictions improved to the point that in the last two 
years they have been able to secure a dollar support with contributions 
of 40 cents. 

(b) Despite the movement of the Proaram from its original nosition, 
those jurisdictions with low ner pupil assessments have continued to enjoy 
a fair measure of fiscal equalization. This can be seen if one examines, 


for instance, the revenues for jurisdictions with typically low ner punil 
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assessments. The urban separate school districts have been in this category 
and have benefitted greatly through fiscal equalization. So also have the 
divisions as opposed to the counties which generally enjoy higher per pupil 
assessments. Each of these two categories of districts are able to secure 

a dollar of support from the Foundation Program with a tax contribution of 
around 30 to 35 cents. 

As the costs of education mount the maintenance of fiscal equaliza- 
tion depends on the readiness of Government to increase support from the 
Foundation Program in response to these increases. 

When this does not occur, it becomes necessary to examine more 
critically the role of supplementary requisitions (C). As districts were 
forced to raise more and more revenue through local levies because of the 
failure of (A + B) to keep pace with increasing costs, fiscal equalization 
became less a reality. If jurisdictions are thrown on their own resources 
those having high assessments are of necessity in a favored position 
relative to those whose per pupil assessment is so low that even exceedingly 
high mill rates produce only limited revenue. 

Other built-in features in the design for the distribution of funds 
have tended to work against fiscal equalization. If grants are given ona 
cost sharing basis those jurisdictions which can impose local levies to 
good effect are able to take advantage of such provisions. For instance, 
making increased support available for the more highly qualified teachers 
tends to favor those districts able to employ them. Special grants for 
supervisors, librarians, and other types of employees, small as these may 
be, again favor those districts which are in a position to take advantage 


of offers in cost sharing. 
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2. Has the Foundation Program given relief to the tax burden on property; in 
other words, has it achieved through a diversification of tax sources less 
emphasis on one particular type of tax revenue? 

As noted above, a rapid acceleration of C has resulted from (A + B) 
not keeping pace with the rising costs of public education. C is derived 
solely from the tax on property. Increases in revenue growing from supplement- 
ary requisitions certainly places emphasis on a single revenue source, in this 
case the property tax. 

Actually, B and C together constitute a charge against the property 
assessment of the Province. It would have been possible, for instance, to 
have contained C within reasonable limits by increasing B. This might have 
prevented a deterioration in fiscal equalization but it would not have pro- 
vided any retief from the burden of property tax. It is only through an 
increase of A that this may be accomplished. Certainly if a diversification 
of revenue sources for public education is desirable it can only be achieved 
by drawing on provincial revenues which have, of course, much wider tax 
sources than that of property assessment. 


3. Has the local autonomy of school jurisdictions been limited or enhanced 
by the operation of the Foundation Program over the last ten years? 


Any financial plan which, through its method of distributing funds, 
encourages school boards to make certain expenditures, no matter how desir- 
able, tends to circumscribe their freedom to establish their own priorities. 
An examination of the procedures for the distributing of funds reveals the 
extent to which priorities have been established for local jurisdictions as 
a result of built-in directives in the Foundation Proaram. 

Recognizing teachers! qualifications through a araduated scale of 
payments rather than a flat per teacher grant makes it less burdensome on 
local ratepayers for boards to employ more highly qualified teachers. Pro- 
viding support on a teacher unit may lead boards to hire additional staff 


members; under other methods of distribution certain jurisdictions might 
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decide to employ fewer but more highly paid teachers. While such a decision 
may be swimming against the tide, it is nonetheless a more feasible course of 
action financially when the basis for distributing funds is exclusively on the 
pupil rather than on the teacher alone or a combination of pupil and teacher. 
Incentive grants of any type tend to establish priorities for local 
jurisdictions. While the incentive payments from the Foundation Program 
grants have not been too extensive, these have nonetheless been amona its 
features. Special grants for supervisors, librarians, and quidance personnel 
are illustrations. The special support provided for vocational classes is of 
a similar type. While this particular grant was intended to nrovide extra 
assistance for the vocational classes established through the stimulation of 


federal aid, {t is illustrative of educational priorities being influenced 
by senior governments. 


4, Does the financial plan provide for the support of an educational plan of 
provinctal design? 


A recurring yearly Issue facing the Government is how much to 
increase the input to the fund from provincial revenues (A). The demands of 
the Foundation Program must compete with those from other aovernment denart- 
ments so that the amount of the increase is the product of many conflictina 
pressures. One demand which cannot be jianored is that of constantly increas- 
ing enrolments. Add to this the pressures derivina from the mountina costs 
of operating the provincial school system and the Province encounters formid- 
able demands on its revenues. 

How has Government made these decisions? In other words, what has 
influenced the provincial authority in its behaviour towards A? Many of the 
increases in costs find their first expression in the size of C. The sunnle- 


mencary mill rate becomes a barometer for reflectina the pressures of 
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expansion, inflation, and improvement. Belatedly Government has sought to 
limit C's growth. As local requisitions expand so does public demand for 
tax relief. Government allocations to A have been influenced strongly 
by the desire to control if not contain supplementary mill rates in local 
jurisdictions. 

It is obvious that current procedures for distributing funds do 
not stem from a clearly defined educational plan. If Government is to 
increase A, which seems imperative, the ground rules for deciding the amount 
of escalation should be clearly spelled out and should reflect, to a degree 
at least, the Government's position on provincial support. What has been 
lacking in the operation of the Foundation Fund is any clearly stated view 
of the educational plan the Government is prepared to finance. What (A + B) 
should provide by way of educational services ought to be clarified. Such 
has not been part of any long range financial plan. 


5. Does the current provincial plan give the school boards sufficient 


Long-range planning is becoming increasingly necessary. A decade 
ago the pace of change was so slow as to be reflected only slightly in 
yearly expenditures. Budget requirements did not alter appreciably from 
year to year. Recent pressures accelerating the pace of change have made 
it imperative to chart a financial course over a longer period of time. 

We have been and perhaps will continue to be for some time in a 
period of inflation. Each year the costs of education have mounted. 

School boards find themselves facing salary increases growing from the 
demands of their staff for incomes to keep pace with inflationary pres- 
sures. Furthermore, yearly increments of improvement in the school system, 
however slight, require additional support. To cite one illustration: The 
qualifications of teachers have improved and this is reflected in the salary 


bills of school boards. 
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School boards have so far been unable to plan their budgets for 
more than a year ahead. They might do so in terms of expenditures but 
they have never been confident of the support they will receive from the 
Foundation Program. They not only assume that the dollar flow will be at 
least equal to that of last year but experience has led them to expect 
increases of varying yearly amounts. 

It seems apparent that if boards are to plan over longer periods 
of time they must be more fully informed of the revenues they can antici- 
pate. 

It is imperative then that any financial plan should provide school 
boards with information as to the revenue they may expect over at least 
a three-year period. The Government has not been so informative on 
Foundation payments. The changes in support from year to year have not 
been calculated on fixed or widely publicized procedures. This has 
limited the possibility for careful planning. 

This analysis constitutes a review of the operation of the 
Foundation Program in terms of criteria accepted by the Committee. One 
may conclude that the Foundation Program has achieved many of its original 
objectives but that certain weaknesses have become apparent over the 
decade. Any proposal for a revision of the Province's financial plan 


must maintain its best features while posing necessary adaptations. 
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CHAPTER V 
A PROPOSAL FOR CHANGE 

The two previous chapters have been concerned with describing 
the current Alberta plan for the support of the provincial school system and 
with analyzing its weaknesses and strengths. The purpose of this chapter is 
to recommend a provincial plan which incorporates the best features of the 
current program while suggesting certain modifications deriving from exper- 
ience with that program during the last decade. 

Any scheme for the support of the Province's schools must have as 
one of its objectives fiscal equalization among the various provincial juris- 
dictions. Further, a financial plan must provide some relief from the 
burden of support that currently falls on property. The Committee does not 
consider that the property tax is entirely iniquitous but it does insist on 
the need for diversifying the support of public education which may involve 
the introduction of new sources for tax revenues. 

A basic objective of the proposed plan is to provide the govern- 
ment with increased control over its disbursements and at the same time 
afford greater freedom to local jurisdictions in establishing their own 
priorities. Many briefs have suggested, and in fact, recommendations from 
various organizations over the last several years have stressed the need for 
greater support for education from the general revenues of the Province. If 
the Province moves in the direction proposed by some briefs, that two-thirds 
of the total provincial expenditures on education should be met from general 
revenue, then obviously the Government, in meeting this request, will be con- 
cerned with its own priorities. The Committee considers that the Provincial 
Government should establish the ground rules dictating the extent of its 


support. 
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This, in effect, means an educational plan for the Province which 
may differ from that which some local jurisdictions consider adequate. An 
educational plan has been referred to as being a minimum or basic school pro- 
gram. The Province has thus far made little advance towards its precise 
definition. 

In attempting to define a provincial plan, the Committee has 
selected certain variables basic to the operation of school systems about 
which decisions may be taken independent of local practice. This is not to 
deny that many judgments about these variables will derive from the experience 
of local school jurisdictions. Nonetheless, there are program indicators 
which can be identified and over which the central authority may exert a 
measure of control. The proposal thus seeks to provide the central authority 
with ground rules for arriving at the amount of support it will contribute 
to the plan. 

The Equation, A + B + C = the tatal expenditures on education ina 
particular year, is basic to the presentation of the financial plan. A+B 
represents those contributions to total expenditure which flow from the pro- 
vincial fund. If supplementary requisitions (C) are to be reduced, then the 
amount of provincial revenue entering the plan (A + 8B), must increase sharply. 
The Committee's study indicates that to depend increasingly on C, is to pros- 
titute the objective of fiscal equalization and to force heavier demands on 
property taxation. The equation with which we are mainly concerned in this 
Chapter is A + 8 = X, where X is the total cost of a provincially supported 
educational program which some jurisdictions will regard as adequate or nearly 
sO. 

The relative emnhasis placed on A, 8 and C determines in larae 
measure how the tax burden in sunport cf public education is to be distributed. 


Comments and recommendations with respect to these three innuts follow. 
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The Provincial Property Tax 

The provincial property tax (B), while imposina a burden on real 
property, provides for a measure of equalization among local jurisdictions. 
Further, this tax, while undoubtedly regressive especially as it applies to 
homeowners jin urban areas, is levied on a wide ranae of industrial and com- 
mercial assessment as well as assessment on pipe and power lines throughout 
the Province. To the extent that the levy becomes a charge against the con- 
sumers of the goods and services produced by these industries it is, in 
effect, a form of sales tax, which diversifies the sources of revenue for 
school support. For this and other reasons, the Committee recommends that 
the provincial property tax should be retained. Nonetheless, it wishes to 
make the folitowina suagestions with respect to its application. 

1. The Committee recommends that the provincial property tax con- 
tinue to be used as a source of revenue and that the tax effort represented 
by the present levy of 28 mills on the total equalized assessment should 
remain unchanaed. As the provincial assessment expands the dollar flow into 
the provincial plan will increase accordinaly. It should be emphasized, 
however, that the equalized assessment grows at an exceedinaly slow pace 
relative to the total costs of education, perhaps not more than 3% a year. 

If A + B is to achieve the objective stated above, then the burden of support 
will transfer qradually from B to A. 

2. Notwithstandina the recommendation in No. 1, the Committee recom- 
mends that the incidence of taxation on non-residential property should be 
substantially above that on residential property and that this may be achieved 
by one or more of these methods: 

(a) Differential mill rates, or 


(b) Differentials in levels of assessment, or 
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(c) The provision of a basic exemption on all residential property 
(Basic Shelter Exemption). 

(4) A combination of the above three. 

With respect to the home-owners grant, which was instituted as a 
tax relief measure, it is suggested that this program be discontinued since 
the Committee holds the view that it can be provided more equitably and 
economically through the measures outlined above. 

Provincial Revenue - A 

The Committee considers that the Government must give serious con- 
sideration to the introduction of new forms of taxation. If B is reduced 
relative to the total expenditures on education, it is assumed that the 
additional revenue will derive from A. If this does not occur, then the bur- 
den will again fall on C with its defects of fiscal inequality and a single 
revenue source. An examination of the revenue sources of the Province indi- 
cate that not all of these are sufficiently elastic to expand in sympathy 
with provincial economic growth. 

The evidence submitted to the Committee suggests that a selective 
sales tax is, next to the income tax, the least reqressive of tax levies and 
has proved eminently useful as a means of diversifying revenue sources for 
public services. The Committee is in agreement with this evidence and recom- 
mends that the Government investigate thoroughly the selective sales tax as 
an additional source of revenue. 

Distribution of Funds 

We have been considering so far the revenue sources for the finan- 
cial plan. The method of distributing support, that is the dollar flow from 
the central fund, involves the criterion of local authonomy and provides a 
view of an educational plan for the Province. 

The flow of funds from the central source may be divided into three 


categories: 
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(1) Expenditures related to the teaching process in itself. The 
objective of a provincial school organization is to bring a 
staff of teachers in contact with groups of pupils to undertake 
a schooling process. This involves people, materials, equip- 
ment and the operation and maintenance of school plants. 

(2) Support for capital expenditures on the necessary buildings 

and equipment. 

(3) The costs of transporting students from their homes to the 

schools of the Province. 

This Report is concerned largely with the first of these three 
categories in expendi‘ture. Actually, all three are essential in arranging 
for teachers to meet with pupils in appropriate settings. However, different 
approaches have been used for (2) and (3) as compared with (1). The Report 
makes reference to (2) and (3) and indicates some problems related to these 
types of expenditures. The financial plan of the Province currently 
involves all three and should continue to do so. 

The Committee's proposal seeks to establish a provincial educa- 
tional plan as a basis for the distribution of funds. Plans of this type 
have been referred to as minimum, basic or adequate, each adjective providing 
some perception of what the provincial design should be. None of these words 
is totally descriptive: accordingly, the Report will use the term ''a pro- 
vincial plan'' without suggesting that it is either minimum, basic or adequate. 
The proposal identifies certain components of the plan about which the Pro- 
vince may make judgments independent, to a degree at least, of local decision 
making. These judgments have financial implications. The Committee wishes to 
empnasize that such judgments would not be intended as operational directives 


to local jurisdictions. 
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As has been indicated earlier, the Committee has made use of the 
descriptive statement, A + B+ C = the total expenditures on public education. 
In the development of a system of provincial finance, the Committee is con- 
cerned more specifically with the equation, A + B = X, A being the support 
drawn from general revenues of the Province, and B the support provided 
through a provincial property tax. X is defined as the total cost of the pro- 
vincial educational plan or of the educational program which the financial 
plan of the Province wil] support. How closely the total expenditures of a 
particular jurisdiction approximate the amount it will receive from the nro- 
vincial plan will, of course, influence its dependence on C as a source of 
revenue. 

The provincial financial plan has three main features as outlined 
below: 


I. The Classroom Unit, CRU, Is a basic concent tn the pronosed dis- 


i 
a 





tribution of support. The number of CRIs within the jurtsdtetion multinlied 
by the amount of money designated for the support of each CRU by the plan pro- 
vides a basis for the transfer of funds to local school jurisdictions. 

The number of CRU's allocated to a jurisdiction is to be arrived at 
by employing a fixed pupil-teacher ratio as a major component of the provin- 
cial plan. The recommendation to set a pupil-teacher ratio is a siqnificant 
departure from current procedures and merits elaboration. 

The education industry has been described by economists as being 
labor intensive. The greater proportion of the operatina costs of a school 
system resides in the salary bill for teachers and others who support their 
teaching activity. The last ten years has seen a substantial increase of 
teaching personnel in relationship to student enrolment. In effect, the 
industry has become even more labor intensive than it was in the nreceding 


decade. This is in contrast to many industries (if such comparisons are valid) 
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in which, through the application of technoloay, the trend has been to reduce 
the input of labor. In educational institutions the movement has been to 
employ more rather than fewer peonle, even thouch attemnts have been made to 
increase the role of hardware in the teaching process. To illustrate: the 
average pupil-teacher ratio in this Province over the nast ten years has 
decreased from 25 - 1 to 20 - 1.% 

That professional staff has increased at a faster rate than the 
number of students may be accounted for in different ways. The exnansion of 
programs in the smaller rural high schools has contributed to the nhenomenon. 
The increase of supportive personnel in the urban districts has augmented the 
total staff involved in the educative process. Demogranhic chanaes in the 
provincial ponulation have had their influences as well. 

Insofar as the reduction of teaching load and the provision of 
additional services contributes to improvement, we can assume that these 
investments in additional personnel have been productive of hetter school 
systems. The qualifications of teachers have imnroved, which adds to the 
costs of maintainina this large and expanding teachina force. The Province 
has seen a decade of ranid cost increase, much of which may be attributed to 
inflation, yet a portion at least has derived from a desire to improve educa- 
tion by employing more and better educated people in the school systems. 

The punil-teacher ratio is one of the most sianificant elements in 
determining the costs of education and may be equally significant in determin- 
ina its quality. The Committee, in saying that for the purposes of the plan 
it recommends fixina the ratio at 25 to 1, is makina a value judament. It is, 


ay 
ras 


A decrease in the punil-teacher ratio does not necessarily mean that a 
teacher faces fewer students in a classroom. It may reflect a growth in 
supportive staff. 
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in effect deciding that this figure represents one component of quality that 
the Province should support for an indeterminate period of time. This ratio 
becomes a significant element in the provincial educational plan. 

The funds allocated to each CRU must be sufficient not only to pay | 
the salary of the teacher employed to educate this number of students, but 


also must provide for bringing the teacher in direct contact with them. In 
. ee ee ee ee eee eS 


other words, the amount per CRU should cover all expenditures inclusive not 


only of salary but also of costs such as those for plant operation, mainten- 
ance, and necessary materials. The salary component of the CRU should be 


sufficient to employ a teacher who has had at least three years of teacher 
education and who has had the average in years of experience for the nrovin- 
cial force. in arriving at salary figures, it will be necessary to depend 
on averaaqe practice for the Province. 

Support for the plant operation, maintenance and materials compon- 
ents of the CRU can only be arrived at by an examination of average provin- 
cial practice. 

The support that the district or division miaht receive under (1) 
should be determined by this formula -- the number of CRU's x the amount 
allocated to each CRU. 

2. Supportive Staff. A singular phenomenon of the last decade has 
been the growth of a staff supportive to teaching. Examining the staff 
deployment of various jurisdictions, one can find a variety of titles, but 
broadly this support staff includes supervisory and administrative officials, 
librarians and instructional materials specialists, and personnel providina 
guidance and psychological services. While these supportive services have 
grown most rapidly in urban districts, the divisions and counties are employ- 


ing more people of this type as well. 
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An educational plan designed for the seventies must accept that 
these supportive services have become essential in the educative process. The 
Committee proposes that, using 1000 students as an index, eight supportive 
staff per 1000 be a component of the plan. To illustrate, for each 1000 stud- 
ents a school jurisdiction might employ 1 supervisor, 3 persons concerned with 
pupil personnel, and 2 involved in the library and instructional material 
centers either at the central office or in the school itself, as well as two 
full-time principals. The amount of funds sufficient for a district to employ 
supportive staff having at least one year of graduate study can be arrived at 
by examining the average salary for such persons with five years preparation 
and by adding a sum to cover expenses. 

Cost Differentials Among Levels of Organization 

A problem in any procedure for distributing funds resides in cost 
differentials at various levels fn the school system. Various methods might 
be employed to meet these differences in costs. Seon Lee (eC em 
that distinctions be made in the amount of support allocated to the CRU's of 
different levels. An elementary CRU would earn support in the manner des- 
cribed above, that is, by totalling the sums arrived at for salary, plant 
operation and maintenance and materials. Junior high CRU's would be allo- 
cated a weighting of 1.20 indicating support twenty percent in excess of that 
for the basic or elementary CRU; a senior high school CRU should be weighted 
at 1.50 increasing its support accordinaly. 

A hypothetical district of 1000 pupils is posed here to illustrate 
the full application of the formula. It is assumed that the enrolment is 
distributed among the different levels in this fashion: 500 elementary, 300 


junior high and 200 senior high school students. 
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Enrolment No. of CRU's 
Elementary 500 20 CRU's (Elementary) 
25 
Junior High 300 12 CRU's (Junior High) 
25 
Senior High 200 8 CRU's (Senior High) 
ae 
1000 4O CRU's (Total of all types) 
a5 


Allocating a value (N), to the elementary or basic CRU as described 
earlier, the revenue derived from the plan by the bypo thet Leal WLS iG pl tee: 
its CRU allotment may be calculated as follows: 

20 IN Gt Gl QeNercuhe2 bet nGeNhoredcS 
20N + 14.4 N + 12N 
6.4 ON 
It can be seen from these figures that the amount of money any district 
receives from the plan through its CRU allotment is governed by enrolments in 
the three organizational levels. 

In addition, the hypothetical district would be granted sufficient 
revenue to employ 8 persons, having a minimum in preparation of a degree and 
one graduate year, as supportive staff. Assumina similar costs, the hynpo- 
thetical district for its 1000 students could employ 40 teachers and 8 
specially trained persons to assist them in the teaching process, with funds 
provided from the provincial plan. In the transfer of support to each juris- 
diction it is proposed that the calculations be based on this hypothetical 
complement of staff, which of course may or may not correspond to what exists 
locally. 

The deployment of staff proposed for the hypothetical district is 
intended to provide a basis for the transfer of funds to local jurisdictions. 


It is in no sense to be considered an fdeal or a model for local emulation. 
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Having secured the funds according to the formula, any jurisdiction should be 
free to employ either more or fewer teachers in relationship to its enrolment 
and to decide the nature and size of the supportive staff. A jurisdiction's 
range in staff qualifications might vary all the way from one year to six 
years of teacher education. Boards should be free to establish their own 
priorities within the limits of the support provided by the provincial plan. 

3. A problem which school boards have faced over the last several 
years and one about which they have frequently voiced complaint, is their 
inability to plan, in terms of revenue and expenditure for any extended period 
of time. In fact a school board has been unable to anticipate its revenue 
for the current year until the Government has announced changes in the Founda- 
tion Program through the revisions in the Foundation Program Requlations fol- 
lowing the Legislature's approval of estimates. This uncertainty has made it 
difficult for school boards to proceed with budgeting for the current year, 
let alone do any long-range planning. Furthermore, yearly expectations 
anticipate that Government will place enough in the Fund to take care of 
rising costs even though increases have become appreciable. Since there were 
no clearly established ground rules as to what school boards might expect by 
way Of support, the tendency has been to anticipate a most favorable increase 
and to bring pressure to bear on Government if it is not forthcoming. 

The Committee considers it imperative that Government recognize the 
reality of rising costs and that a financial plan be designed in the light of 
this acknowledgment. With clearly established ground rules on the extend to 
which support will escalate yearly, boards should have firmer quidelines for 
budgeting which may provide incentives for orderly planning. 

While an escalation factor in support is desirable, it is not easy 


to establish. It is one thing to say that costs will escalate yearly; ftofs 
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another to decide how much escalation should occur. Forecastina escalation 
beyond a two or three year period is exceedingly difficult, if not imnossible. 

There is little agreement as to whether inflation should remain a 
built-in feature in our economy. Nonetheless, we know with certainty that it 
has been an economic reality over the past several years and it seems hiahly 
probable that ft will remain a feature of the Canadian economy for some time 
to come. 

The Gross National Product of Canada, which seems the most accurate 
barometer of economic change, has been increasing at a rate of 7 to 9 per 
cent yearly. A large part of this growth jis attributable to inflation but 
some portion of it is due to increased national productivity. The educa- 
tional organization will undoubtedly suffer from the influences of inflation 
but should, as well, benefit from the province's increased productivity. 

The rate of escalation should be set in recognition of these facts. 

The Committee recommends that the Government announce an escalation 
factor which will govern increases in the financial plan for a three-year 
period. The size of this factor requires the advice of economists who are 
able to forecast effects of inflationary pressures and increased productiv- 
ity on the Gross National Product. The Committee considers that the annual 
rate of change in the national wage index miaht prove a useful determinant. 
In the Committee's view a realistic figure at this time would be 6 per cent. 
It is, however, in no position to make a firm statement on this and suqaests 
that the figure be established as objectively as possible. Using Y as the 
escalation factor, the following is representative of its anplication: 

(A + B = X) 
First Year Second Year Third Year 


Support: X (base year X + YX (X + YX) + Y(X + YX) 
Total of A + B) 
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The first year of the plan becomes the base year for a three-year 
designation of support. The Government, after having established the amount 
of the A + B in the first year, commits itself, insofar as this is possible, 
to meeting an increase in the second year derived through the application of 
the "escalation factor''. The third year commitment is established in a 
similar manner, thereby posing guidelines for orderly growth over a three- 
year period. The budget period then becomes a three-year cycle, with a 
yearly review to check the validity of planning. 

The Fate of Local Requisitions (Whither goest C7?) 

A major objective in the establishment of an educational plan with 
the requisite financial support is that some districts, at least, will find 
it unnecessary to impose local requisitions. There is no thought on the 
part of the committee, however, that all or even most districts might be in 
this position. It is probable that for various reasons there will continue 
to be local tax levies depending on factors such as these: 

1. Some districts may feel fit necessary to impose levies in order 
to maintain services at the current level. It is conceivable that funds 
flowing from the provincial plan may not be sufficient to support proqrams 
now in effect in many jurisdictions. For instance: the number of supportive 
staff now employed by some large urban districts exceeds the allotment which 
the Committee proposes for the provincial plan. Furthermore, differences in 
costs do exist among jurisdictions for a variety of reasons. It will take 
further study to account for these differences. It is not feasible at this 
time to expect all jurisdictions to live within limits set by the provincial 
plan. 

2. Local jurisdictions must have freedom to innovate. Some 
innovations can, of course, be introduced within the confines of provincial 


support. School boards under the proposed plan should enjoy the fullest 
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freedom to deploy their resources in accordance with local initiative. None- 
theless, certain innovations may require support beyond that provided by the 


plan. The problems of financing ''lighthouse'' projects is discussed in 


Chapter VI.-Local levies may very well be involved. 

The issue has been raised as to whether local jurisdictions should 
be free to impose local levies free from external restraint. Much of the cur- 
rent debate about increasing school costs is expressed through public protests 
against supplementary requisitions. If the amount of support from the Pro- 
vince is increased appreciably, should local school authorities retain the 
right to impose levies against local property assessment? 

The Committee takes the view that local school jurisdictions 
should retain the typical powers of government. The Committee sees no reason 
to discriminate among governments on the assumption that some are more res- 
ponsible fiscally than others. A basic principle in the British system of 
government is that those elected to hold office, at whatever level, serve as 
representatives rather than delegates from their electorates. As representa- 
tives they are free to make decisions within the limits of their legal res- 
ponsibility without reference to the electors until called upon to justify 
policy at election time. The delegate concept of government provides that 
many, if not all important decisions be settled by plebiscite. Whatever its 
merits, delegate democracy has not been part of our governing system. 
Canadians have chosen to follow the principle of representative government. 

Nonetheless, one province in Canada has imposed the procedures of 
referendum as a means of limiting the authority of local school government to 
impose taxes. A supporting argument for this decision is that such a require- 
ment does not interfere with local autonomy, since the authority still resides 
with the electorate. However, if this procedure is required of school boards, 


it should apply equally to municipal councils and, in fact, to provincial 
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and federal governments as well. It is true that plebiscites may now be 
required for debenture issues but no government in Canada has to request from 
its electorate a mandate to tax for operating purposes. The Committee con- 
siders that to make this exception is to question the integrity of school 
government, a reflection which is not justified in view of the dedication of 
local school boards to the tasks of education and the restraint they have 
shown in expenditures despite the problems they have faced over the last 
several years. 

Accordingly, the Committee takes the view that, rather than impose 
any limitations on school boards' authority to requisiton funds from local 
municipalities at this time, the Government should give the provisions of the 
proposed plan some time to operate. In the meantime, a close study of trends 
by a representative standing committee on finance should provide recommenda- 
tions for any future action. 

Capital Support 

An examination of Chart IIl reveals that, while the repayment of 
debentures (interest and capital) has increased in absolute terms over the 
past ten years, its relative share of A + B has decreased. The methods 
employed in distributing capital funds are well known and need not be elabor- 
ated on in this Report. The Fund currently provides support up to $14.00 per 
sq. foot for elementary schools (Grades | - VI), $16.00 per sq. foot for 
junior high schools (Grades VII - 1X), and $17.50 per sq. foot for senior high 
schools. In addition, support for vocational classroom space in high schools 
is.set at $19.00 per sq. foot. 

The School Buildings Board decides on the size of the school and 
the special areas within it that will receive support up to these limits. If 
a school jurisdiction wishes to build in excess of supported areas, or wishes 


to exceed the limits on costs set by the Board, it may do so at its own 
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expense. In effect, the support price combined with judgments on accommodation 
arrived at by the Board constitute a foundation or minimum program for the fin- 
ancing of school buildings. 

The Committee is not making any recommendations on this portion of 
the Province's financial plan for the support of public education. The 
Committee's decision to refrain from comment here derives partly from the 
fact that the building policies of the provincial system both central and 
local are now being studied by a firm of consultants employed by the Depart- 
ment of Education. The recommendations deriving from this study may influence 
government policy in its disbursement of funds for capital support. 
Transportation 

As with capital support, the information in Chart II1 indicates 
that while transportation costs are increasing in absolute terms, relatively 
they have been decreasing. This fs not to suggest that the present proced- 
ures for support are necessarily sound but rather that other costs in school 
operation are outdistancing those of transportation. 

Actually, the Foundation Fund supports transportation, if not 
immediately, at least a year later up to the total amount expended hy school 
boards. The fault with such a system of support resides in the fact that it 
does not provide any incentives for local jurisdictions to economize in the 
administration of their transportation systems. 

The Department of Education has commissioned studies on urban 
transportation which will be followed by similar studies on the transportation 
policies of counties and divisions. 

Recommendations deriving from these studies will be presented to the 
Government within the next few months. Accordingly, the Committee has not 
explored the issues in transportation nor is it prepared to make any recom- 


mendations on disbursements in this category. 
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CHAPTER VI 
DIRECTIONS FOR CHANGE 


One of the tasks which the Committee set for itself was the 
identification of emerging issues needing further study. One such resides 
in equality of opportunity. This report stresses the importance of fiscal 
equalization among local jurisdictions considering its achievement a major 
objective of any design for the support of public education. 
equalization. In fact, a movement towards the equalization of educational 
opportunity could result in incidences of fiscal inequality. This anomaly 
must be fully explored to discover its implications, something which the 
Committee was unable to do during the short time at its disposal. 

From this exploration may arise a different concept of an 
educational plan with, perhaps, different proceduresof financial support. 

The Committee, in this report, has elected to identify discrete variables 

in school operation, building the educational plan on these components. 

This, it is expected, will work effectively in determining gross provincial 
figures and should assure a measure of fiscal equalization among local juris- 
dictions. The proposal will not, however, be responsive to the needs of 
those local authorities requiring greater resources to achieve equality of 
opportunity in reaching common educational objectives. 

An approach to be explored is that of examining each local juris- 
diction as a distinct system with problems which may be so unique as to 
differentiate it significantly from other systems. How, for instance, does a 
large urban jurisdiction deal with the complex issues associated with the 


inner city? How does a local authority, having large concentrations of 
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Natives and Metis within its boundaries, meet the challenge of cducational 
equalization? What resources should the Province provide such jurisdictions 
to assist them in dealing with these unique problems? Is it possible that 
the needs of each jurisdiction should be looked at separately and that the 
type of formula the Committee is proposing in this report is so generalized 
as to be ineffective in achieving genuine equality of opportunity? 

In brief, if the Province is to chart directions for the improve- 
ment of the educational plan, perhaps these should derive from a study of 
the range of programs being undertaken by local school systems, most of 
which may be essential for basic education, and of the requirements by way 
of human, physical and financial resources to make these programs effective. 
(1) Accordingly, the Committee is recommending that, commencing 


ee 
| immediately, research in selected jurisdictions be undertaken to identify 


programs currently in existence, to discover their purposes and to establish 
the resources that school authorities are allocating to each of these. This 
proposal for program analysis is along the lines charted by Professor Atherton 
_of the University of Alberta in the Thorhild Study. 

This type of analytical study can be explained more readily by a 
specific illustration. One distinct and readily identifiable program in all 
schools is that of science instruction. It may be viewed as a total program 
from Grades | - XII with a common core of content extending up to and 
including Grade IX followed by several branches throughout the high school. 

A major feature of the study is to establish the costs of the total program 
in terms of human, physical and financial resources and the costs of the various 
subprograms forming part of the whole. Such issues as these are pertinent: 
(1) the resource allocation for the total science program relative to other 


programs in the system, (2) the resource allocation to elementary as 
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opposed to secondary, (3) the comparative costs of the total program among 
various jurisdictions, (4) the total provincial expenditures on science 
instruction. 

The intent is to identify the inputs to the science program 
made by the various types of local school jurisdictions. In addition to 
studying inputs, attention should be given to questions such as these: 

(1) Is the value of the program such that it merits the inputs assigned? 
(2) Might different inputs, less costly in nature, result in virtually the 
same values achieved; e.g., might simulated laboratory experiences using 

a variety of materials replace actual laboratory experiences involving 

very expensive equipment and materials? (3) Might some of the inputs 
assigned to science instruction be decreased and the resources allocated to 
other programs where benefits are of greater value? In making this 
recommendation, the Committee is fully aware of the inadequacies of cost 
benefit studies when applied to education programs, the difficulty of 
assessing the benefits quantitatively being not the least of these. 

Despite these reservations, the Committee considers that fairly 
extensive systems analysis research of this type should be undertaken 
immediately. From such research can be established the range of programs 
in existence in Alberta schools, the resources being deployed in carrying 
through these programs, the variation in costs among the jurisdictions, 
the number of students being touched by each program, the value of programs 
as measured by opinion and other devices, the lack of opportunity deriving 
from program limitation and inadequate development, and identification of 
successful and unsuccessful practice, increased insight into the operation of 
narticular programs for which the Province may be providing millions of 


support dollars. 
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The Committee is not at all sure that program analysis is the 
panacea for the financial problems that education systems are currently 
encountering. It is convinced, however, that systems study provides an 
avenue which the Province must explore with the hope of discovering new 
and fruitful directions for change. 

The Committee wished’ to emphasize, particularly, the importance 
of research that will provide some insights on how the costs of the 
educational organization may be reduced without limiting its effectiveness. 
Many areas exist within the system where this might be achieved. — Is it 


possible to maintain and even increase efficiency by different methods of 


staff utilization, by the applicati untried financial processes, 
by the use of electronic media, or by a reorganization of internal structures? 


with a minimizing of cost, 

One illustration of external reorganization which might achieve 
efficiency and improve effectiveness is given here. The Committee has come 
to the view on such evidence as it has been able to gather that small schools 
and small school systems may be inimical to the equalization of educational 
opportunity. Evidence for this view is also contained in Downey's study of 
the small high schocl. The last redrawing of boundaries in Alberta occurred 
nearly twenty years ago. No systematic attempt has yet been made to estimate 
the cost (or saving) of redrawing of attendance areas or to estimate the 
increased educational opportunity that might result. Now it is clear that 
these considerations are significant not only to the local areas but also to 
the Province. The Committee, therefore, recommends that such estimates 


ought to be made. 
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(2) Assistance for Innovations - A complaint frequently voiced by 


representatives of local school jurisdictions is that financial support for a 


provincial educational plan, while it may achieve fiscal equalization, does 
little to encourage i i i If a jurisdiction 


lives within the confines of the plan, it provides a level of education 
which may be indistinguishable from the norm for provincial jurisdictions. 
Should it wish to innovate, the local authority must do so at its own 


expense, either by limiting other programs or taxing its own ratepayers. 


Yet new i tions, or a testing of those currently available, may contribute 


immeasurably to_the total provincial system. 


These criticisms are unquestionably valid. The Committee considers 
that each jurisdiction, if it chooses to live within the provincial plan, 
will have féonsiderabTe scope for creative administration. Nonetheless, there 
will be jurisdictions that will wish to try out innovations, which in the 
NS PR Ei ill eset aiatpeaceieadials dale tl tcl Adi atl cee Malad che Ae 
first instance may require heavy Investments in financial and human resources. 


The Committee recommends that the Province set aside a sum of 


money each year for the funding of innovations in partnership with local 


jurisdictions. Each project should be examined on its merit and the degree _ 
ee a ee gC Nes ys ten donb tee rnaiace 
appears _te—be—a—good_risk with a reasonable chance of success, then cost _ 
sharing between the provincial and local jurisdictions should become a 


funding procedures— Excellent illustrations are the projects in educational 
eer ee a ee ee eee 
te isi ently under way. 


The Committee considers that one structure for undertaking the 
partnership exists in the Human Resources Research Council. The rigorous 
application of the principles of research and development that this organ- 
ization is pursuing should be employed in the selection and appraisal of 


innovative projects. 
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(3) Reference has been made in this report to the dynamic 
qualities reflected in a viable educational plan. If these qualities are 
to be maintained, the plan must come under constant review. A provincial 
plan is a sensitive mechanism which may either enhance or restrict the 
efforts of local jurisdictions. Only the actual experience of operation 
can test the validity of the assumption on which the plan is based. 

Accordingly, the Committee is recommending a standing committee 
on school finance with a breadth of representation not unlike the current 
ad hoc group. The functions of this committee are outlined briefly here. 

(a) To review the Operation of the financial plan periodically 

and to test the data deriving from experience against 
evaluative criteria. 

(b) To indicate the types of research studies that will provide 

further insights into the operation of the plan. The 
Committee considers that research studies such as those out- 
lined earlier ought to be undertaken frequently. Good 
advice derives from sound judgments which are in turn 
dependent on insights formed by rational study. Research 
and development procedures are basic to a rational approach. 

(c) Finally, the Committee considers that research and develop- 

ment towards the implementation of greater economies in 
operation is a legitimate concern of a provincial committee 
on finance. 

As indicated in this report, education is a labor intensive in- 
dustry. Can steps be taken to make it less so? What saving might be 
effected by the introduction of technical processes in teaching that involve 
physical rather than human resources? Does technology have anything to 


contribute to the educative process? 


- o2 - 


aimeniylt off Of Jage7 efA9 ie ates ngad earth ect oe 


wim eattileus agers t{ .nefq feaoitaqubs afdaiv = al begom 


Inionives¢ A weiter Jnegenen TSbNe) Smo Feud nat. ona seria 
ant Isiyteoer co sonsine yatalo yeu! doTdw me ineiogm ovistenas 82h nip ty 








i é pi t é ‘ “ at : \ 
neltnwsen to sone roqme feurss oft yfn®  -enoiratbetit feoel te enotte " 
-hoeed 2) oafq eds doldw ao nol iqmuzes ota ta Yohei bev On) aeee eee Wa 


S932 immoo onitinst2 «o polhnomneoa: 2! s8isinmod oft oy ipnthaoagA 
tagtiua oft cAI nu ton nolierasestces To ddbnend » lw sonent? [Oana 
sre viteirxd bantitue ore sottinmoo 2i4$ Fo. enol tonut- o47 cues 28 Be 7 
yifeotboited asiq felonen!? oft Fo nolinaene ana welvay oT (e) 
1anieses soneisaqxe mrt onivigeh otek oad Jeot OF Dns 
sineyixa svi gauieve 
ahivore ifin aef+ eoibute do wees Yo conve oft Btealbai oT (a) 


at? —.nafq edt Fo qolseied ody oral-estpiant vengne 


“fun seott er dove zotbuie Aateozo, Pent ereblehos aes ime . 

bio? .¥ianeupett aodetyebow ad oF Joyo sei lide Bent! : 

iN 

mwa ni ove dobtw 2inempbul bavee moi} aoviveh ealvbn 7 

Agidaesh  .ybui2 fenoliny yd bomod aadpinn) ag soebasqeh ie an 7 

Motmiage Isncites 4 ot ciesd vin garvebosted Inseqotevab bre ee 7 
; 7 


“qefsvob bas Boqen25) toda eyoblanps! aodtiamog ois yvhtedt’. (5) aaa ~ 
ot a ‘carta a aide. es o Sian psa | | 





- 57 - 


It cannot be assumed that changes are imminent and will occur in 
this or other areas. It is probable that directions for change will be 
most difficult to chart. Nonetheless, the obligation exists to explore 
issues and to persuade others to participate in discussions and action 


toward necessary adaptations. 
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APPENDIX A 


GUIDELINES FOR THE STUDY OF THE FOUNDATION PROGRAM 


The Committee will, in the main, confine its studies to the operation of 
the Foundation Program under Section 304a of The School Act, with special 
reference to the following areas: 


(a) A general review of the principles underlying the Foundation Program 
Fund in order to assess the extent to which the present operation 
of the Fund conforms with, or fails to meet these quidelines; 


(b) An examination of the methods used in distributing Foundation 
Program Funds to local jurisdictions with a view to making such 
recommendations for change as is deemed desirable; 


(c) A study of the provisions of all funds from local sources, as pro- 
vided for under Section 304a, subsection (3) of The School Act; 


(d) A review of supplementary requisitioning in relation to the support 
provided by the Foundation Program Fund to local school juris- 
dictions. 


The Committee may explore such further problems in educational finance 
not specifically referred to in these terms of reference, but neverthe- 
less in its view relevant to a study of the provision of support by the 
Provincial Government for the financing of the elementary and secondary 
school system in Alberta. 


In the course of the Committee's deliberations and the formulation of 
its recommendations every effort should be taken to be mindful of: 


(a) The Government's objective for a balanced budget in 1970-71 without 
additional taxes; 


(b) The need for the establishment of priorities within the recommenda- 
tions of the Committee; 


(c) The need for the closest possible co-operation and liaison between 
this Committee and the committee to be established to review 
taxation. 
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1962 
1963 
1964 
1965 
1966 
1967 
1968 


Divisions 


Amounts Raised Locally (Foundation Levy Plus 
Supplemental Requisition) as Percentage of 
Total Operating Expenditures 


Amounts Raised Locally By Foundation Levy 
As Percentage of Monies Received from Foundation Fund 
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APPENDIX C 


List of Contributors of Briefs to Finance Study 


Individuals 


J. W. Bulcock S. A. Mathews 
W. Fitzsimmons R. H. Ross 

L. McLauchlan H. Schrok 

P. J. Marriott Jp DoOuUthWIN 


Organizations 


Alberta Association of Municipal Districts and Counties 
Alberta Catholic School Trustees' Association 

Alberta Christian Educators' Association 

Alberta School Bus Operators' Association 

Alberta School Trustees! Association 

Alberta Teachers' Association 

Alberta Urban Municipalities Association 

Farmers Union of Alberta 

Half-way Grove Women's Institute 

The Alberta Association for Retarded Children 

The Alberta Federation of Home and School Associations 


Counties 


Camrose No. 22 
Flagstaff No. 29 


Divisions 


Bonnyville No. 46 
Calgary No. 4] 
Crowsnest Pass No. 63 
Fairview No. 50 
Taber No. 6 


School Districts 

Edmonton Public No. 7 
Lethbridge Public No. 5] 
Medicine Hat Public No. 76 
Red Deer Public No. 104 
Municipalities 


City of Calgary 
Village of Nobleford 
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APPENDIX D 
Special Consultants 


P, J. Atherton, Associate Professor of Educational 
Administration, University of Alberta 


E. J. Hanson, Professor of Economics, University of 
Alberta 


J. B. Laidlaw, Assessment Commissioner, Department of 
Municipal Affairs, Government of 
Alberta 


John Myroon, Assistant Superintendent, Wainwright 
School Division, 


A. D. O'Brien, Director, Budget Bureau, Government of 
Alberta 


E. Brock Rideout, Professor, Ontario Institute for 
Studies in Education 


V. Salyzyn, Associate Professor of Economics, 
University of Alberta. 
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